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LEGISLATIVE NOTES AND REVIEWS 

JOHN A. LAPP 
Director Indiana Bureau of Legislative Information 

Legislative Sessions 1916. The following States held regular sessions 
in 1916: Massachusetts, Rhode Island, New York, New Jersey, Mary- 
land, Kentucky, Georgia, Louisiana, Mississippi, Virginia and South 
Carolina. The following States have held special sessions: Oklahoma, 
California, Illinois, Connecticut, Tennessee, and Massachusetts. 

The Oklahoma legislature met and adopted a registration act, a 
usury act, and a measure to create industries at the state prison. The 
California legislature convened to revise the primary and election laws. 
The Illinois general assembly met primarily to pass laws for appropri- 
ations which had been declared unconstitutional. Tennessee legislators 
met to consider charges against certain county officers. Connecticut 
and Massachusetts convened their legislatures to authorize the soldiers 
on the Mexican border to vote. J. A. L. 

State Administration and Budget. Governors' Messages. Few 

proposals were made by the governors of the various States which had 
legislative sessions in 1916 touching reorganization of state government. 
The governors of three States — Rhode Island, Maryland and New 
York — made proposals regarding the budget system, and one governor 
only, Mr. McCall of Massachusetts, dealt with the subject of state 
administration from the standpoint of its organization for efficiency. 

Of the three proposals for a budget system, that in New York was 
the most comprehensive. The subject of a budget has been of supreme 
importance in New York owing to the extent of the State's business 
and its growing complexities. An executive budget system was pro- 
posed in the new constitution which was rejected in 1915. Governor 
Whitman attempted to secure orderly budget procedure in the session 
of 1915 and 1916 but failed to secure the adoption of the plan. 

The recommendations made by Governor Whitman in his message 
regarding the budget are as follows: 

First. That the fiscal year end June 30 in order to eliminate the 
excuse for special and supply bills. 
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Second. That all appropriations for a fiscal year shall be in one 
appropriation act, except in case of emergency or of the creation of new 
departments. 

Third. That all appropriations shall lapse at the end of the fiscal 
year. 

Fourth. That all appropriations shall be made so as to describe 
clearly and specifically how state money shall be used. 

Fifth. That appropriations for any one department or activity shall 
be expressed in items closely associated, so that knowledge of the 
total expenditures for each group or activity, instead of being scattered 
in a number of bills passed at intervals, are made the subject of one 
legislative consideration. 

Sixth. That appropriations for salaries and wages shall be subject 
to schedules which are segregated from the rest of the act. 

Seventh. That appropriations for expenses of maintenance shall be 
made subject to schedules classified according to kinds of expense 
and when required, apportioning these classifications to the activities 
or sub-activities for which they are established. 

Eighth. That appropriations for a specific work or object should 
be segregated. 

"It is in the preparation of these supporting schedules of appropri- 
ations that cooperation before final enactment between the legislature 
and the executive will be necessary, so that the total of the appropria- 
tion and the total of the schedules shall agree. Otherwise, to give the 
executive the opportunity to veto individual items of expense, it will 
be necessary for the legislature to make a separate appropriation for 
each of the items entering into these schedules." 

In connection with the message, Governor Whitman submitted a 
suggested form of an appropriation bill. The legislature did not, how- 
ever, follow the procedure outlined. 

Governor Goldsborough of Maryland submitted his views of the 
budget system as follows: 

"Contrary to the usual idea of a budget system (which is under- 
stood to mean an enumeration of governmental necessities which should 
be properly taken care of by levies) the State finds that in the adop- 
tion of this system it must accommodate its expenditures to probable 
receipts, the receipts becoming the fixed quantity to which the expendi- 
tures must adapt themselves. To do this with any degree of satis- 
faction or accuracy requires more time and study than the constitu- 
tional limitation of your sessions can possibly allow. It will, therefore, 
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become necessary to vest, by constitutional authority, in certain desig- 
nated officials, the power to fix a maximum amount which may be 
appropriated by the legislature for any particular governmental pur- 
pose. It will require much research and special information to accom- 
plish this and still leave the finances of the State flexible enough to meet 
the exigencies as they may arise subsequent to the fixing of the amounts 
needed for the support of the government. You will, no doubt, have 
before you various plans by which this may be done (and it does seem 
to be a necessity) and, therefore, I can only urge upon you the exer- 
cise of great care to the end that the mobility of government be not 
destroyed; as hard and fast rules frequently lead to greater hardships 
than existed before these apparent remedial and beneficial steps were 
taken. 

"It would seem to harmonize better with our system of government 
to vest this power of fixing a maximum amount of appropriations for 
various government purposes — that is, an amount which the legisla- 
ture can appropriate according to its own discretion — in the hands of 
the treasury officials, the comptroller and the state treasurer, who are 
supposed to possess that intimate and accurate knowledge of the 
state treasury's possibilities and limitations necessary to best accom- 
plish the desired result. The reason for not including the governor as 
ones of the budget commissioners is that by the exercise of his consti- 
tutional right of veto he could exert an afterthought with more freedom 
arid effectiveness than were he bound by the recommendations or sug- 
gestions of a body of which he was a member, namely, the board of 
public works. Thus we would have two independent restraints upon 
the recommendations of the budget commissioners — the governor and 
the legislature." 

Governor Beeckman of Rhode Island advocated reform in the fol- 
lowing statement: 

" I believe a distinct improvement can be made in the present method 
by the adoption of some form of budgetary system. A thorough 
canvass can be made of the several state departments and institutions 
prior to the convening of the general assembly, and an accurate esti- 
mate of their needs compiled and presented in convenient form for 
reference at the opening of the session. 

"The appropriations fixed by statute, which, after such a canvass, 
are found not to require any increase or decrease, should be made 
continuing appropriations, and should not be considered annually by 
the legislature; while those which are found to be in need of revision 
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should be changed by statutory enactment. In this way, the diligence 
of the legislature and the finance committees could be more closely 
and effectively applied to those appropriations which vary in amount 
from year to year, and which must be based upon the fluctuating 
requirements of the departments to which they apply. 

"It frequently occurs that bills calling for the expenditure of sub- 
stantial sums are not presented until late in the session. This condi- 
tion could be relieved by a provision of law making impossible the 
introduction of measures of this character after a certain period except- 
ing upon recommendation of the governor. 

"A financial survey of the various departments and institutions of 
the state has recently been made at my request and the information 
obtained will be submited to you for your immediate use. I believe 
that the method I have suggested for determining the probable annual 
state expenditures in advance of the session not only will result in a 
material saving of time, but will tend to foster greater economy in the 
conduct of the state's business. I therefore recommend the enact- 
ment of the legislation necessary to carry such a system into effect." 

Governor McCall of Massachusetts indicted the system of state 
government in vigorous language. "In my opinion," he said, "an 
unnecessary amount of expenditure is required in the mere work of 
administration. Our machinery of government is too complicated and 
expensive of operation. Very much could be saved by providing 
simpler mechanisms, and we should even then doubtless be sufficiently 
governed, and probably better governed. We have a hydraheaded 
system of administration with a minimum of central responsibility. 
We have more than one hundred different commissions and depart- 
ments of administration, and the management of the business of the 
commonwealth is diffused and exercised through a multitude of little 
executives. The result is seen in a lessening of efficiency, in an in- 
crease of expense, and in a kind of government which can not be called 
popular. The people do not elect the members of the commissions. 
Each year at the election the contest centers upon the choice for gov- 
ernor, and the only vote which the people of the whole state give 
directly upon the general administration of their affairs is the vote 
they cast for governor. But some of the commissions have a greater 
administrative force than the central executive himself, and he stands 
in the shadow of a multitude of administrative agencies created by 
statute. No private business could be conducted successfully with 
such a lack of central control. The striking feature of business today 
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is seen in concentration, and in doing away, so far as possible, with 
separate mechanisms and organizations, with their lack of efficiency 
and their multiplication of expense. A great man of affairs recently 
expressed the opinion that if private business were conducted upon 
the system prevailing in our public affairs it could not stand compe- 
tition with other concerns carried on according to modern methods, 
but would speedily become bankrupt. 

"The first characteristic of a political organism is toward growth. 
It strives to augment its own power and to take unto itself the para- 
phernalia and trappings by which power is exercised. A law is enacted 
which its authors deem important, and they think to magnify its 
importance by the establishment of a special commission to carry it 
into effect. The commission may at first have only a single member, 
who will enter upon his duties in the most primitive fashion, but esti- 
mates for increases soon appear in what is called our budget, and it 
flowers out into an imposing little government, with expensive quarters, 
private secretaries, inspectors, stenographers and telephones, and in 
order to justify its existence the private citizen who is taxed to help 
pay for the expense is sometimes harried and subjected to unjust 
prosecution. Work is often duplicated. There is no twilight zone 
between commissions, but all doubtful areas are illuminated by the 
joint work and the multiplied expense of the boards which come in con- 
tact with each other. 

"I have no doubt that the far greater number of the members of 
our commissions are excellent men. The objection exists against the 
system rather than against those who have become associated with 
it. I believe that the number of commissions should be greatly re- 
duced. I am aware that reduction is no easy task. Men in the public 
service are apt patriotically to think that their service is necessary to 
the State, and it is human nature for them to oppose the discontinu- 
ance of their positions. But no one of us here today is worthy to be 
in the service of the people if he is willing to permit a useless expendi- 
ture of money, taken from them by taxation, in order to support any 
man in an unnecessary office, and I confidently rely upon your patriot- 
ism to consider only the good of the commonwealth, and not to be 
diverted from the performance of your public duty by any personal 
considerations . ' ' 

Specifically, he recommended the consolidation of commissions on 
registration; second, that jurisdiction of the harbors of the common- 
wealth be given to a single board; third, the decrease in the elaborate 
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machinery and expense provided for the public service commission; 
fourth, that the unpaid board in charge of the insane asylums should 
be reestablished; fifth, the consolidation of the boards of labor and 
industry, minimum wage and industrial accident board should be ac- 
complished; sixth, that a committee be selected to investigate the 
jurisdiction and work of the separate commissions to the end that 
reorganization might take place. 

The governor declared: "The commonwealth must not abandon its 
great constructive works. It must continue its policy of building and 
maintaining good roads. It must continue also the development of 
its harbors, although it may hope to accomplish as good results without 
such an enormous expenditure as has recently been made. Its public 
institutions must be made to do the beneficent work for which they 
were designed; and it must not lag in the work of education. The 
chief hope of lessening expenditure lies in reducing the cost of adminis- 
tration, and if we shall deal resolutely with that subject I believe we 
may very materially lessen expense." 

J. A. L. 

Legislative Investigations. Massachusetts. The commission on econ- 
omy and efficiency in Massachusetts was directed to conduct a special 
investigation of the amount and expense of printing done for each 
department of the State and the cost of distribution of public docu- 
ments. The report was made in May, 1916. The same commission 
has been directed to make an investigation relative to the advisability 
of providing pensions for the needy blind. 

The metropolitan park commission was authorized to investigate 
the necessity or desirability and the practicability of establishing camp- 
ing grounds in the public parks of the metropolitan district. 

A commission of three persons was provided for to be appointed 
by the governor, with the consent of the council, to investigate the 
advisability of abolishing the office of trial justice throughout the 
commonwealth and of annexing their jurisdiction to the police, dis- 
trict or municipal courts. 

A special commission of three persons was appointed by the governor 
with the consent of the council to consolidate and arrange the general 
laws of the commonwealth upon the plan and general form and method 
of the existing revised laws. 

The state board of labor and industries was directed to investigate 
the hours and conditions of labor prevailing in hotels and restaurants. 



